Calendar he. 1526 


82p CONGRESS SENATE Reporr 
2d Session No. 1596 


FEDERAL AID HIGHWAY ACT OF. 1952—AUTHORIZING 
APPROPRIATIONS FOR CONTINUING CONSTRUCTION 
OF HIGHWAYS FOR FISCAL YEARS 1954 AND 1955 


May 26 (legislative day, May 12), 1952.—Ordered to be printed 


Mr. Cuavez, from the Committee on Public Works, submitted 
the following 


REPORT 


[To accompany 8S. 2437] 
The Committee on Public Works, to whom was referred the bill 
2437) to amend and supplement the Federal-Aid Road Act ap- 
proved July 1, 1916 (39 Stat. 355), as amended and supplemented, to 
authorize appropriations for continuing the construction of high- 
ways, and for other purposes, having considered the same, report 
favorably thereon with amendments and recommend that the bill, 
as amended, do pass. 


GENERAL STATEMENT 


Hearings have been held on S. 2437 over a period of several days 
in February 1952, at which testimony or statements were received 
from Members of both Houses of Congress, from Federal, State, and 
local officials, and various individuals and groups interested in high- 
way development and use. All witnesses were in favor of continuing 
Federal highway aid in some form, and the majority asked for an 
increase in Federal participation. 

A report on the current Federal-aid highway program and on the 
relationship of highway transport to the national economy was fur- 
nished to the committee by the Commissioner of Public Roads and 
has been printed in the hearings on this bill. This report, together 
with testimony presented by the American Association of State 
Highway Officials and others, shows that highway usage is running 
far ahe ad of highway improvements. The capacity of our highway 
system is diminishing due to deterioration of older roads without 
sufficient replacement or reconstruction to compensate for the loss. 
On the other hand, not only are we failing to keep up with obsolescence, 
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but we are also making no progress in meeting the increasing demands 
upon the highway system generally. The data show that highway 
usage has increased at about the same rate as the expansion of the 
national economy. This parallel relationship of highway transpor- 
tation to national production emphasizes the fact that our highways 
have become a great influence in the Nation’s economy. The im- 
portance of the highway network to the economy of all-parts of the 
Nation remains undisputed. 

Federal highway aid has repaid ample dividends not only from its 
direct’ financial contribution to highway construction, but also in 
furnishing the stimulus and encouragement which have helped to pro- 
duce generally uniform highway development throughout the Nation 
by State and local governments without any direct Federal aid. It 
should be made clear that the major burden of financing our highway 
network rests upon the State and local governments. The Federal 
contribution amounts to only a relatively small portion of the total 
annual expenditures for highway improvements by all levels of 
government. In 1950, the Federal contribution was 11.9 percent of 
the total expenditures; in 1951, it was 10.7 percent. The Federal 
part in this highway development partnership has led to greater uni- 
formity in highway construction, the knitting together of the main 
lines which form the principal interstate routes, the coordinated 
development of the secondary and local roads which feed into the 
through roads, and emphasis upon the strategic roads which are so 
vital to national defense. Without the impetus stimulated by Federal 
participation, highway development would have been influenced 
mostly by local and sectional interests without regard to the advan- 
tages of interstate and national cooperation as was the experience 
prior to the adoption of Federal participation. 

All of the Federal-aid funds authorized under existing law have 
been apportioned to the States and the programing of the work by 
the States is proceeding ahead of the time period allowed for the cur- 
rent authorization. The legislatures of 45 States will meet in their 
regular biennial sessions early next year. Since the States make the 
necessary financial arrangements for their highway programs, inelud- 
ing the matching of Federal-aid funds at their legislative sessions, it 
is imperative that Federal-aid legislation be acted upon at the present 
session of Congress for an additional 2-year period so that the States 
may be able to coordinate their programs with the Federal-aid 
authorizations and provide for orderly continuation of this vital 
element of our national economy. 


UTHORIZATIONS FOR FEDERAL-AID SYSTEMS 


The bill as reported by the committee continues the Federal-Aid 
highway program for an additional 2-year period under substantially 
the same basic pattern as heretofore adopted by Congress. The 
annual amount for the three regular Federal-aid systems was set at a 
total of $600,000,000, which compares with a total of $500,000,000 per 
year under the current authorization. This is an increase of 20 per- 
cent, Which is substantially the same as the rise in price levels sub- 
sequent to the enactment of the current authorizations. Thus, the 
bill will provide for only the same amount of highway construction if 
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price levels remain stable, and if they should continue to rise it will not 
provide for as much construction as the current program. 

In agreeing upon this amount, the committee was mindful of the 
fact that it will not stimulate any forward progress in taking care ce the 
increased highway demands of the country. The committee also 
recognizes that the Federal Government is requiring payment of 
revenue from highway users far in excess of the annual Federal-aid 
contributions. In 1951, Federal tax revenues on gasoline and lubri- 
cating oils alone totaled $694,000,000 and the tax on automobiles, 
trucks, accessories, and tires totaled an additional $1,005,000,000. 
In 1952 these Federal road-user taxes will run considerably higher 
since the tax rate has been increased nearly one-third. Taking these 
factors into consideration, the committee feels that the amounts 
recommended in the bill as amended are the minimum which should 
be provided to prevent further deterioration of our highway facilities 
in the face of a rapidly increasing demand for more adequate high- 
ways resulting in large measure from defense-connected activities. 

The division of the recommended authorization among the three 
systems is in accordance with the distribution ratios previously 
adopted by Congress. The amounts recommended for each of the 
fiscal years 1954 and 1955 are as follows: 

(a) $270,000,000 (45 percent) for the primary system. 

(6) $180,000,000 (30 percent) for the secondary system. 

(c) $150,000,000 (25 percent) for the urban system. 
The apportionment of the above amounts among the States will be 
on the same basis as provided under existing law. A table listing the 
approximate apportionment is shown at the end of this report. 


NATIONAL SYSTEM OF INTERSTATE HIGHWAYS 


This is a system designated in accordance with section 7 of the 1944 
Federal-Aid Highway Act consisting of not to exceed 40,000 miles of 
roads selected so as to connect the principal metropolitan areas, cities, 
and industries, and toserve the national defense. It is in effect a net- 
work of the most important arteries of interstate highway transportation 
carved out of the primary and urban systems and, because it lies 
wholly within the latter two systems, it is eligible to receive Federal 
aid from both the primary and urban funds. In recent years as much 
as 34 percent of Federal-aid primary funds and 46 percent of urban 
funds have been used on portions of the interstate system. Hitherto, 
that has been the only source of Federal aid for the interstate system. 
No funds have been earmarked or authorized exclusively for that 
system. 

Several witnesses, including representatives of the State highway 
officials, testified as to the need for stepping up the work on the 
interstate system both as a defense measure and to keep up with the 
increasing demands of the national economy. It was brought out 
that this system is the backbone of the highway facilities which 
would bear the great burden of heavy defense traffic during any full- 
scale war emergency. Even during the existing limited emergency, 
the system has already been subjected to severe stress from defense 
loads. The committee believes that it is time to place more emphasis 
on improvement of the interstate system in order to prevent F the risk 
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of seriously impairing the capability of the system to carry vital 
defense traffic. It has therefore recommended an authorization of 
$50,000,000 to be “er exclusively to the interstate system. It 
will be apportioned to the States eo the same manner as the funds 
for the primary system and will be subject to the same matching 
provisions as heretofore required for the Federal-aid systems. This 
authorization will be additional to and not in substitution for the 
portions of the primary and urban funds which would normally be 
used for parts of the interstate system under the usual programing 
of Federal-aid projects by the States. A table showing the approxi- 
mate apportionments by States is shown at the end of this report. 


TRANSFER OF FUNDS BETWEEN SYSTEMS 


The bill as introduced contained a provision that would permit the 
interchange of not more than 25 percent of the funds authorized for 
the primary and secondary systems when requested and certified as 
being in the public interest by the State highway department and 
approved by the Commissioner of Public Roads. The committee 
heard testimony both in favor of, and opposed to, this interchange 
provision. Supporters of the provision claimed that it would permit 
flexibility and better use of the funds. Opponents felt that it would 
operate mainly to the disadvantage of the secondary system and thus 
circumvent the division of funds among the Federal-aid systems which 
was adopted by Congress after proper consideration of the needs of all 
systems. The committee feels that it would be unwise to take action 
which might result in disturbing the balance of apportionment among 
the systems and might easily work to the disadvantage of either system 
contrary to the intent of Congress when it established a definite ratio 
of division among the three systems. Accordingly, that provision has 
been stricken from the bill. 


INTER-AMERICAN HIGHWAY AND RAMA ROAD 


The committee received testimony concerning the continuation of 
participation by the United States in the development of the Inter- 
American Highway and completion of work on the Rama Road in 
Nicaragua pursuant to an agreement with that country. The 
testimony included statements on the progress of the work and its 
effect in promoting both friendly relations and commerce between 
the United States and the countries of Central America. On the 
Inter-American Highway, about 1,600 miles of road extending all 
the w ay across Mexico from the United States to the Guatemalan 
border have been completed by Mexico entirely at its own expense. 
The 1,500-mile stretch from the Mexico-Guatemala border to Panama 
is the section in which the United States has participated pursuant to 
legislation first enacted by Congress in 1941. About 1,200 miles of 
this highway have been opened up since that date with matching 
funds of the Central American countries and appropriations of about 
$36,000,000 in United States funds. About 280 miles of the route 
remain to be constructed consisting mainly of gaps in Guatemala, 
Costa Rica, and Panama located in terrain which involves difficult 
and costly construction. It is estimated that about $56,000,000 in 
United States funds, together with the matching funds as required 
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by existing law, will be needed Lo complete these Faps and to finish 
up the surfacing of other reaches of the highway. The committee is 
in agreement that continued participation of the United States in the 
completion of this highway is warranted by its contribution to the 
promotion of economic progress, political stabilitv, and security of 
these neighboring countries m our own hemisphere. For similar 
reasons, and for the further purpose of fulfilling diplomatic obliga- 
tions entered into several years ago, the committee approves the 
provisions in the bill authorizing the completion of the Rama Road in 
Nicaragua, part of which has previously been built with United States 
assistance. 
EMERGENCY FUND 


The section in the bill dealing with emergency repair work on 
Federal-aid roads damaged by floods or other disasters has been re- 
W ritten by the committee so as to vive it t the Status of 2 stand-by fund 
in the amount of $15,000,000, which would be available for expenditure 
without further legislative action other than appropriation of the 
initial fund and its replenishment on an annual basis. This will 
permit the Commissioner of Public Roads to proceed promptly when 
disasters occur and it wul avoid any delay in carrying out the emer- 
gency work such as could happen due to time-consuming procedures 
in obtaining separate legislative authority whenever the hitherto 
limited emergency fund should become exbausted. The new language 
retains the previously adopted requirements with respect to matching 
of funds and declaration of an emergency by the Governor of the 
State affected. 

DEFENSE ACCESS ROADS 


The committee studied extensive information concerning authori- 
zation needs for defense and aecess roads. It found considerable 
variation in the views of different executive agencies on this subject 
It considered also two proposed amendments relating to this subject 
which would provide authorization for circumferential and radial 
roads generally in the interest of civil defense. One view received 
from an executive agency was to the effect that this matter could 
better be considered in separate legislation after further data on the 
needs of the program are obtained. Other views indicated that 
additional needs do now exist and various estimates were mentioned 
including a sizable program of timber access roads as well as roads 
for access to mineral sources, industrial plants, and other defense 
installations. 

When the committee brought up the Federal-Aid Highway Act of 
1950 for consideration in the Senate, it was prevailed upon by the 
executive department to reduce the modest authorization which it 
had recommended in the bill for defense access roads It acceded 
to that request. Shortly afterward our country was involved in the 
Korean action, and the executive department hastily called upon 
Congress for additional authorizations for defense access roads 

In view of that experience, the committee has studied thoroughly 
the various differing views expressed in the course of the hearings and 
has concluded that the existing authorizations should be increased 
sufficiently to take care of the best estimates of needs that can be 
determined at this time with a reasonable allowance for future needs 
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as reflected by the data obtained at the hearings. It has therefore 
recommended an additional authorization of $50,000,000 for this 
program and has included a provision permitting the use of the funds 
for circumferential or radial intracity routes when certified as being 
important for civilian or military defense. Under existing law the 
Commissioner of Public Roads may pay all or any part of the cost of 
defense access roads with Federal funds. In accordance with the 
policy previously expressed by Congress, the Commissioner exercises 
the discretionary authority to establish the amount of State matching 
by negotiation on the merits and circumstances of each partic ular 
project proposed. During World War II the ac i al experience 
resulted in an average matching of about 74-percent Federal funds to 
26-percent State or local funds. The committee understands that the 
Commissioner is following the same procedure under the existing 
authorization which this bill proposes to extend, and will expect him 
to apply it to the enlarged provisions of this act. 


ROADS ON FEDERAL LANDS 


The authorizations for roads on Federal lands and Indian lands, 
such as national parks, forests, Indian reservations, and other public 
lands, follow the same general pattern as heretofore adopted by 
Congress. The amounts for forest highways, roads and trails, and 
Indian roads have been increased above current annual authorizations 
only slightly more than would be necessary to make up for the rise 
in price levels. The evidence was clear that continuation of these 
programs at no less than their current levels is in the public interest. 
The other programs have been kept at, or slightly below, the amounts 
of their current authorizations, which represents a cut in the progress 
of this work due to the price increases. 


LOCAL AND SECONDARY ROADS 


In the Federal-Aid Highway Act of 1950 the Congress adopted 
certain modifications of the law pertaining to the administration of the 
secondary-roads program and its application and treatment of local 
rural roads. Preliminary reports on the effects of these modifications 
are encouraging. The language of the modifications is not repeated 
in this bill since it was the intent of the committee that as written 
in the 1950 act the modifications would constitute permanent legisla- 
tion so long as no action to the contrary is taken by Congress. To 
remove any possible doubt concerning this matter, as well as other 
provisions in previous acts, the committee has included language in 
section 12 carrying forward the provisions of the 1944, 1948, and 
1950 acts which are not inconsistent with this bill. 


TIMBER-ACCESS ROADS 


In setting the amount of the authorization for forest roads and 
ane, the committee increased the current amount of $17,500,000 to 
500,000 per year. ‘This action was taken by the committee with 

the understi anding that at least the amount of the increase, $5,000,000 
per year, will be applied to timber-access roads to open up new bodies 
of timber for which there exists a strong demand at favorable prices. 
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It was learned that there are large bodies of timber in national forests, 
particularly in the West, that are untapped by access roads. It is 
very desirable from the standpoint of securing a good economic return 
as well as in the interest of sound forestry practice to open up these 


stands of timber and harvest them on a sustained-yield basis. 


SENATE BILL 2585 


The committee also heard testimony on Senate bill 2585, the 
provisions of which were proposed to be included in Senate bill 2437 
The purpose of Senate bill 2585 was to provide for payment wholly 
at Federal expense of the entire cost of relocation and readjustment of 
utility facilities necessitated by the construction or reconstruction of 
Federal-aid highways. The committee received many conflicting 
views on this subject. It was evident that this is a serious problem 
with which the committee has a great deal of sympathy. It was also 
clear that it is a very complex matter the full effects of which cannot 
be reliably determined without further extensive study. The com- 
mittee has therefore passed over this proposal without prejudice and 
it feels that it should be made the subject of separate study and hear- 
ings on its own merits when more detailed data can be obtained. 

An analysis of the bill as recommended is as follows: 


Section 1 
=. 

Section 1 of the bill authorizes the appropriation of $600,000,000 
for each of the fiscal years 1954 and 1955. The sum authorized for 
each fiscal year shall be available for expenditure on the same percent- 
age basis as provided in the Federal-Aid Highway Acts of 1944, 1948, 
and 1950. The division between the highway classifications is as 
follows: $270,000,000 for projects on the Federal-aid primary high- 
way system; $180,000,000 for projects on the Federal-aid secondary 
system; and $150,000,000 for projects on the Federal-aid urban 
system. 

The bill provides that the sums apportioned to each State under 
this section shall be available for expenditure for 18 months after the 
close of the fiscal year for which such sums are authorized. The 
period of availability is now 2 years. Prior to World War II it was 
1 year. Curtailing the period to 18 months will tend to discourage 
any lagging in the highway program under the current conditions of 
many highway deficiencies. 


Section 2 


Section 2 would authorize the appropriation of the additional sum 
of $50,000,000 for each of the fiscal years 1954 and 1955 for expediting 
the construction, reconstruction, and improvement of the national 
system of interstate highways. The sum authorized for each fiscal 
year shall be apportioned among the States in the same manner now 
prescribed for the apportionment of Federal-aid primary funds, and 
the Federal share payable to any project constructed with these funds 
would be the same as for projects constructed with such Federal-aid 
primary funds. 


Section 3 

This section authorizes an appropriation of $25,000,000 for forest 
highways for each of the fiscal vears 1954 and 1955, and $22,500,000 
for forest development roads and trails for the same period. 
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Section 4 

Section 4 (a) provides an authorization of $10,000,000 for each of 
the fiscal years 1954 and 1955, for construction, reconstruction, and 
improvement of roads, trails, and bridges in national parks and monu- 
ments and approach roads thereto, including areas authorized to be 
established as national parks and monuments. The committee has 
eliminated “maintenance” from the work proposed to be accomplished 
with these funds, as it is believed that the present cost of about 
$4,000,000 annually for maintenance of these roads should rest on the 
general authorization to maintain Government property, rather than 
to be obtained from construction funds. 

Section 4 (b) would authorize $10,000,000 for each of the fiscal 
vears 1954 and 1955, for construction and maintenance of authorized 
parkways. 

Section 4 (ec) would authorize $10,000,000 for each of the fiscal 
years 1954 and 1955, for construction, improvement, and maintenance 
of roads and bridges within Indian reservations and to provide access 
to Indian reservations and Indian lands. 

Section 5 

This seetion would authorize an appropriation of $8,000,000 an- 
nually for a period of 7 years, fiscal years 1953 to 1959, inclusive, 
for comple tion of the Inte t-American Highway as a land artery from 
the United States, through Mexico and the Central American Repub- 
lies to the Panama Canal. The funds would be used on a matching 
basis, except that one-third of the appropriation authorized for each 
fiscal year may be expended without requiring that it be matched, if 
the Secretary of State should find that the cost of construction of the 
highway is beyond the reasonable capacity of any country or countries 
to bear. 

Section 6 

Section 6 proviles an authorization of $8,000,000 for the comple- 
tion of the road betwee.a San Benito and Rama in the Republic of 
Nicaragua, and for completion of a survey but not for the construction 
of a road from Rama to El Bluff. The funds provided under this 
section require no matching by the Republic of Nicaragua. 

Section 7 

Section 7 would authorize establishment of an emergency fund of 
$15,000,000 for expenditure by the Commissioner of Public Roads in 
the repair or reconstruction of highways and bridges on any of the 
Federal-aid highway systems damaged or destroyed by floods, land- 
slides, or other catastrophes of nature. Replenishment of the fund 
on an annual basis is authorized, and pending appropriation of the 
initial fund, or its replenishment, the Commissioner of Public Roads 
is euthorized to expend from available Federal-aid funds such sums 
as may be necessary for immediate use on work herein authorized, 
such appropriations to be reimbursed from the emergency fund. Fed- 
eral funds used under this section would not exceed 50 percent of the 
cost of the repair or reconstruction project. 


Ne ction é 


This section provides authorization of $2,500,000 for each of the 
fiscal years 1954 and 1955 for completing sections of important Federal 
aid highways lying entirely within the public domain. 
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Section 9 

Section 9 would authorize and direct the Commissione rT of Public 
Roads to assist in carrying out the program of the President’s highway 
safety conference, and to cooperate with the State highway depart- 
ments and other agencies in promoting highway safety. Expe nditure s 
would be limited to $100,000 from the administrative funds of the 
Bureau of Public Roads, 


Section 10 

Section 10 of the bill would authorize the additional sum of $50-, 
000,000 for carrying out the provisions of section 6 of the Defense 
Highway Act of 1941, as amended, for construction and improvement 
of roads and highways certified as essential for civilian or military 
defense, including access roads to timber and other sources of raw 
materials, and circumferential or radial highways around, in, or 
adjacent to cities. 
Section 11 

Section 11 provides that all provisions of the Federal-aid Highway 
Acts of 1944, 1948, and 1950, not inconsistent with the provisions of 
this bill, shall remain in full force and effect. 
Section 12 

Section 12 provides that if any section, subsection, or other pro- 
vision of the bill, or the application to any person or circumstance, is 
held invalid, such invalidity shall not affect the validity of the 
remainder thereof. 
Section 13 

Section 13 provides for the repeal of all acts or parts of acts incon- 
sistent with the bill, and that the bill shall take effeet on its passage, 
Section 14 


Section 14 provides that the act may be cited as the “‘Federal-aid 
Highway Act of 1952 
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